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Foreign Perspectives on U.S. Nuclear Policy and Posture 
Some Implications 


Dr. Lewis A. Dunn (Project Leader) 


December 12, 2006 


The views herein are those of the author not necessarily those of SAIC or any of its 
sponsoring organizations 


Background and Roadmap to this Report 


Over the past year, Science Applications International Corporation has explored 
“foreign perspectives on U.S. nuclear policy and posture.” This project was undertaken 
for the Advanced Systems and Concepts Office (ASCO) of the Defense Threat Reduction 
Agency (DTRA). This briefing book sets out the results of our research. 


More specifically, the report is organized into three sections. After highlighting 
the most critical findings of the project, Section I discusses some possible implications 
for future U.S. policy of this exploration of 
foreign perspectives on U.S. nuclear policy and 
posture. Section HI comprises a more The Nuclear Posture Review — and 
comprehensive Executive Briefing of the study’s U.S. nuclear policy writ large 
results, including both discussion of a series of Role of nuclear weapons in U.S. 
cross-cutting themes and a set of one-page defense policy 
summaries for specific key countries. Section III The threshold of nuclear use and 


id detailed 1 vely f nuclear modernization 
provides more etailed results respective y for The importance of extended nuclear 


Foreign Perspectives on... 


countries of the P-5, Europe (including NATO), deterrence 
Asia, the Middle East and Africa, and Canada and NATO’s nuclear role 
Latin America. The Appendix sets out a the requirements of credible 

‘ ‘ . eterrence 
description of U.S. policy and posture based on The role of missile defenses in the New 
open source documents. Triad 

Plus interactions of advanced 

Foreign Perspectives on U.S. Nuclear Policy and conventional weapons and missile 
Posture — A Snapshot of the Results defenses 


Implications for regional and global 


T fore} . US stability, including for he policies of 
° tap oreign perspectives on U.9. ; other nuclear weapons states and not 
nuclear policy and posture, the study team relied least, for nuclear non-proliferation 


on a mix of written and recorded sources as well 
as discussions with 75-100 persons individually and in larger groups. The views were 
examined of nuclear and non-nuclear weapon states, allies and friends as well as potential 
adversaries, developed and developing countries, “old” and “new” NATO members, and 
countries in Europe, Asia, the Middle East, Africa, and Latin America. Both the 
availability of research materials and overall resource limitations influenced the breadth 
and depth of the analysis. For some countries, there was a great deal of information 
available; for other countries, considerably less so. Some individual sources clearly were 
more authoritative than others. Foreign commentary on U.S. nuclear policy and posture 
also ebbs and flows with critical events — and also must be viewed within the broader 
geopolitical context. 


A number of key themes and patterns, emphases and concerns, nonetheless, 
clearly stand out across the specific country assessments and from the overall analysis. 
In particular, these key themes include: 


' Other members of the study team included Mr. Gregory Giles, Mr. Jeffrey Larsen, and Mr. Thomas 
Skypek. In addition, staff members of the Center for Non-Proliferation Studies of the Monterey Institute 
provided research inputs on specific countries’ attitudes. 


° Other countries view U.S. nuclear policy through the lens of an overall 
perception of U.S. foreign and defense policies, widely viewed as entailing U.S. 
unilateralism as well as a U.S. pursuit of absolute security and military primacy; 


° There is a widespread perception that the United States is placing 
heightened emphasis on nuclear weapons as part of overall U.S. defense posture, 
shifting from a posture of nuclear deterrence to one of nuclear war-fighting if not 
nuclear preemption, while intentionally or unintentionally lowering the threshold 
of nuclear weapons use; 


° USS. allies and friends increasingly welcome cooperation on missile 
defenses with the United States and largely acknowledge that their earlier fears of 
the dire destabilizing consequences of U.S. pursuit of missile defenses have 
proved unfounded; 


° Russia and China are closely watching the scope, pace, and locations of 
missile defense deployments, though their earlier concerns about U.S. defenses 
have been somewhat abated by the technical and operational constraints that are 
seen to have slowed and shaped U.S. deployments; 


° The United States is widely perceived to be seeking to escape from 
deterrence relationships with new adversary nuclear powers such as North Korea 
and Iran, whether by more effective proliferation prevention, possible military 
preemption, or effective defenses; 


° Russia and China also are uncertain about whether a perceived U.S. 
attempt to escape from deterrence relationships applies to them — and not only to 
the so-called “rogues;” 


° Ongoing Russian and Chinese decisions about their strategic 
modernization will be influenced by their perceptions of U.S. strategic intent, 
plans, and commitments; 


° U.S. extended nuclear deterrence is seen as essential to security by 
Japan, Turkey, the new NATO members, and Australia — but in both Japan and 
Turkey, questions have begun to surface about the credibility of that U.S. nuclear 
guarantee; 


° Within the Japanese defense community, there is a clear interest in U.S.- 
Japan discussions of the types of conflict scenarios that could bring the American 
nuclear guarantee into play as one means to demonstrate and buttress the 
credibility of extended deterrence; 


e For other U.S. non-nuclear allies, U.S. extended nuclear deterrence is 
seen as less critical in today’s post-Cold War world; 


. With occasional exceptions, U.S. allies and friends oppose U.S. 
development of new, tailored, low-yield nuclear weapons as unnecessary, 
potentially dangerous, politically divisive, and adversely impacting non- 
proliferation; 


° Among Russian and Chinese experts and officials as well as among some 
U.S. allies, there is uneasiness about the unintended risks of deploying ballistic 
missiles with conventional warheads as part of the future U.S. strategic posture; 


° There are widespread concerns among U.S. allies and friends (not simply 
among the traditional disarmament activists) about possible adverse non- 
proliferation impacts of a U.S. nuclear policy and posture perceived to be giving 
nuclear weapons a heightened security role; 


° As seen by close U.S. allies and friends, the United States needs to be 
smarter in dealing with other countries’ perspectives on nuclear issues and fo 
listen more to other countries’ views; 


° Again from close U.S. allies, their final message for U.S. officials is that a 
greater U.S. readiness to engage on nuclear disarmament issues would pay off in 
increased support from other third parties in pursuing U.S. non-proliferation 
objectives. 


Foreign Perspectives on U.S. Nuclear Policy and Posture — Some Implications 


Different individuals will draw their own implications from this report’s 
exploration of foreign perspectives on U.S. nuclear policy and posture. Partly to 
stimulate thinking and debate about such implications, the following sets out one such 
evaluation of “what does it all mean?” All readers will not necessarily agree with each 
and every judgment set out, which reflect the views of the author not necessarily all of 
the project team or the project’s sponsors. 


Periodically Define and Explain U.S. Nuclear Policy and Posture. The 2001 
Nuclear Posture Review, including especially its articulation of a New Triad of offensive 
operations, defenses, and responsive infrastructure, was an important shift of U.S. nuclear 
policy and posture. For the NPR’s authors, part of the purpose of the NPR and the New 
Triad was to foster a wider analytic and public debate on the “big nuclear questions” — 
the future role of nuclear weapons, the limits of deterrence, the interaction of defenses 
and deterrence, the trade-offs of advanced conventional weapons and nuclear weapons, 
and the requirements of credible nuclear deterrence in the early 21° century. This public 
debate never occurred. Instead, after the early 2002 public briefing of elements of the 
NPR, high-level official articulation of U.S. nuclear policy virtually ceased. In that 
regard, the 2006 Quadrennial Defense Review makes but one passing reference to 
nuclear weapons in stating that the future U.S. force will include: “... maintaining a 
robust nuclear deterrent, which remains a keystone of U.S. national power.” 


The absence of periodic high-level official explanation of U.S. nuclear policy and 
posture has proved costly. First, without such presentations, publics and officials at home 
and abroad have had to draw their own conclusions about U.S. nuclear policy and 
posture, frequently based on partial or even potentially misleading information. Second, 
failure to build on the NPR’s effort to foster a wider debate on the “big nuclear 
questions” has meant that no consensus on today’s role of nuclear weapons has been 
fostered among U.S. and allied publics and governments. But this lack of a consensus 
makes it more difficult to address some of the key security issues ahead. Third, this lack 
of authoritative official explanation has contributed to uncertainties in other key countries 
about U.S. strategic intentions and plans, not least in both Russia and China. 


Don’t Let Misperceptions or False Assertions Go Unanswered. The project 
revealed several important and widespread misperceptions about U.S. nuclear policy and 
posture. The allegations that the United States is seeking to lower the nuclear threshold 
and that U.S. policy no longer regards nuclear weapons as weapons of last resort stand 
out in this regard. Similarly, the perception that the United States is preparing for nuclear 
preemption conflates the 2001 NPR and the announcement of a U.S. doctrine of 
preemption that followed shortly thereafter. 


Too often, however, U.S. officials have let such claims go unanswered when they 
are made in public forums, whether multilateral negotiating bodies, international 
meetings, or expert conferences. Sometimes, there has been bureaucratic resistance to 
using senior officials to explain U.S. policies and posture. By failing to respond publicly 
and strongly to these types of misperceptions, however, the United States has allowed 
others to define the public picture of U.S. nuclear policy. Thus, closely related to the 
preceding, one clear lesson for the future is to be prepared to respond to such 
misperceptions and allegations to set the record straight. 


Use Multiple Forums and Venues to Set Out the U.S. Record. The widespread 
foreign perception that U.S. nuclear policy and posture adversely affects global non- 
proliferation efforts partly reflects disagreements between U.S. and foreign officials on 
the impact of the nuclear policies and postures of the existing nuclear weapon states on 
the proliferation decisions of other countries. But it also reflects a lack of understanding 
of the many actions that have been taken by the United States over the past decade to roll 
back the Cold War U.S. nuclear posture — in terms of reductions of deployed nuclear 
weapons, eliminations of nuclear weapons, changes in alert levels, phasing out of 
infrastructure, and other steps. This lack of understanding exists despite the fact that 
every five years within the context of the Nuclear Non-Proliferation Treaty Review 
Conference, U.S. officials have presented information papers on U.S. actions to 
implement the disarmament obligations of NPT Article VI. 


Looking ahead, the responsibility for setting out the U.S. record should not be 
viewed solely as a five-yearly “NPT diplomacy matter.” Instead, there should be a 
broader and continuing senior-level, public diplomacy effort to describe and explain that 
record as well as overall U.S. nuclear posture. Bilateral exchanges with key countries, 


multiple multilateral forums (from NATO to regional forums), periodic official 
statements, and the NPT process all could be used. In turn, in making such presentations, 
it would be easier to influence foreign perspectives by presenting as much detailed 
information as possible. 


Recognize Disagreements — and Respond Appropriately. Nonetheless, in some 
areas, the United States and some of its allies and friends simply disagree about issues of 
nuclear policy and posture. It is not a question of their misperceiving U.S. policy or of 
U.S. officials doing a better job at explaining U.S. policies and actions. For example, 
with isolated exceptions, as already noted, U.S. allies do not believe that the credibility of 
extended nuclear deterrence requires the development and deployment of a new 
generation of tailored, very low-yield nuclear weapons. Similarly, they do not share U.S. 
skepticism about the non-proliferation payoffs of engaging in the nuclear disarmament 
process. They also are more prepared to believe that more formal nuclear agreements 
between the United States and Russia — or at least a more regularized process of 
managing the rollback of the two countries’ Cold War nuclear postures — still has a role 
to play. Differences persist, as well, on a Comprehensive Nuclear Test Ban Treaty. 


Confronting not misperception but disagreement, the right U.S. response likely 
varies. Sometimes, the best response may be to agree to disagree (e.g., regarding the 
linkage between deterrence and specifics of U.S. nuclear weapons capabilities). At other 
times, it may be possible to narrow the gap between U.S. and other countries’ positions at 
an acceptable price (e.g., in terms of more rhetorical acceptance of nuclear disarmament 
as an ultimate very long-term goal if not also engagement in certain aspects of the nuclear 
negotiations process). In all cases, there may be benefits to be gained from being 
perceived at least to listen to the views of allies and friends in this area. 


Seek to Lessen Uncertainties about U.S. Intentions, Plans, and Programs. Both 
Russian and Chinese officials remain uncertain about longer-term U.S. strategic policy 
and posture. This is reflected in Russian concerns about U.S. pursuit of nuclear primacy 
and Chinese concerns about the impact of U.S. advanced conventional weapons and 
defenses on their limited nuclear deterrent. Such uncertainties, as Russian and Chinese 
officials both argue, could lead to actions and reactions that would serve neither U.S., 
Russian, or Chinese interests. 


For Russia, the resumption of a serious U.S.-Russian strategic dialogue would 
provide an initial step to lessen such uncertainty. It could be accompanied by agreement 
on mutual restraints, including possibly a post-2009 transparency regime to replace 
START I. Doing so would be consistent with pursuit of the oft-articulated goal of a non- 
adversarial strategic relationship between the two former Cold War adversaries. 


For China, its uncertainty partly reflects uncertainty in American thinking about 
U.S. goals for the longer-term U.S.-Chinese strategic relationship. Even so, the decision 
taken by Presidents Bush and Hu in April, 2006 to initiate a strategic dialogue may offer 
a means to address not only Chinese uncertainty about U.S. intentions, plans, and 
programs but U.S. uncertainty about those of China. Notwithstanding past Chinese 


resistance to the concept of greater transparency, their interest in lessening their own 
uncertainties about U.S. intentions and programs could provide an incentive. As 
appropriate, this dialogue could go on to explore actions that either or both countries 
might take to enhance mutual predictability and to foster a non-adversarial longer-term 
strategic relationship. At the same time, it would be important to steer clear of more 
traditional Cold War adversarial arms control, which could reinforce mutual suspicions. 


Step up to Today’s Extended Deterrence Challenges. Given the importance of a 
credible U.S. extended nuclear deterrent for the future security of Japan and Turkey, a 
key part of managing extended deterrence in the future will be to put in place means to 
help demonstrate that credibility. For Japan, options range from additional affirmation of 
the U.S. nuclear guarantee through the type of discussion of nuclear scenarios being 
informally suggested by some Japanese defense officials to institutionalization of 
exchanges on nuclear deterrence matters. For Turkey, thinking is needed about how to 
leverage the full spectrum of potential deterrence assets — those of the United States, 
NATO, the United Kingdom, and France — to convey the right assurance message. 
Success is essential to contain the risk that either country could seek its own nuclear 
deterrent out of fear of newly-nuclear neighbors. Indeed, conveying this deterrence 
message could well contribute to rolling back the nuclear programs of both North Korea 
and Iran by signaling that “they shall not gain.” 


Similarly, in light of the perceived importance of a U.S.-NATO nuclear tie in the 
thinking of “new” NATO members, how best to provide that tie in a changed 
environment also needs to be addressed. What if any nuclear role might be played by 
such “new” NATO members will be a key issue. Equally important, any such steps 
would need to be balanced against Russian concerns and the need to work toward a non- 
adversarial U.S.-Russian strategic relationship. 


At the same time, the relative decline in the perceived importance of extended 
nuclear deterrence in the thinking of many “old” NATO countries — combined with the 
upcoming need to replace dual-capable aircraft in those countries — calls into question 
pursuit of a “don’t rock the boat posture” on extended deterrence in Europe. It is none 
too soon to address this issue of NATO’s future nuclear role, first within the U.S. 
government and then within the Alliance. Absent a new consensus on extended 
deterrence, the NATO members could well find themselves on a glide path toward the 
end of a NATO nuclear mission. 


Don’t Overstretch on Defenses. Statements by various experts and officials 
strongly suggest that one reason for the new-found support for missile defenses among 
U.S. allies — as well as the lessened concern in Russia and China — is a perception of U.S. 
defenses as limited. In part, those limits have resulted from technical and operational 
difficulties; in part, those limits also reflect the spiral development nature of the U.S. 
program. But the ultimate scope and objectives of the U.S. missile defense program 
remains an open question to some degree. Given the foreign perspectives examined here, 
it should be assumed that at some point an expanding commitment to missile defenses 


would once again meet renewed opposition from U.S. allies and stepped up responses 
from Russia and China. 


Address Concerns about Conventional Ballistic Missiles. In differing degrees, 
other countries are uneasy about U.S. consideration of putting conventional warheads on 
longer-range ballistic missiles. These countries’ concerns need to be addressed in two 
ways. On the one hand, the potential benefits of such a capability should be argued, not 
least in terms of filling a gap in U.S. options to strike fleeting, very high value terrorist or 
WMD targets. On the other hand, U.S. officials should continue to make clear to all 
concerned U.S. readiness to put in place assurance measures with Russia and China that 
would reduce to an absolute minimum any risk of unintended consequences from the 
launch of conventional ballistic missile. 


Rethink the U.S. Approach to the Nuclear Disarmament Debate. This is the most 
controversial potential implication of this exploration of foreign perspectives on U.S. 
nuclear policy and posture. To paraphrase a retired senior official of a close U.S. ally: “If 
you want other countries to work your issues, then you need to help them work their 
issues.” One such issue for other countries has been affirmation of and incremental 
pursuit of the ultimate goal articulated in Article VI of the NPT of a world without 
nuclear weapons. For those other countries, there is no expectation that such a world 
would be reached anytime soon; but there is an expectation that the United States would 
support that goal and play a leadership role in moving incrementally toward it. 


As already stated, U.S. officials can do a better job in setting out the U.S. record 
in rolling back the Cold War nuclear posture. Misperceptions and false charges can be 
answered and not left sitting on the table. In addition, three other closely-related steps 
should be explored consistent with the foreign advice set out above. 


First, unlike its predecessors in the nuclear age, the Bush Administration has not 
been prepared to affirm that the ultimate elimination of nuclear weapons is a U.S. goal. 
Whether at the presidential level or some other senior level, such a reaffirmation of a 
long-standing U.S. position would be one way to help those U.S. allies and friends with 
strong domestic disarmament constituencies to work their issues. 


Second, U.S. officials should join the debate on nuclear disarmament by setting 
out the many different political, technical, and military conditions that would have to be 
met even to contemplate a radical transformation of today’s nuclear postures. By doing 
so, the United States would help to shift the terms of the nuclear disarmament debate in a 
more realistic direction. Equally important, the very fact of taking seriously other 
countries’ views and responding to them would again help those others to work their 
issues. 


Third, there is a need to define a realistic middle ground for shaping the U.S.- 
Russian and U.S.-Chinese relationships between the adversarial arms control approach of 
the Cold War years and the nuclear laissez-faire of the past half decade. The former 
approach no longer fits with the strategic challenges of today; the latter approach has not 


prevented the emergence of potentially damaging nuclear anxieties among all three 
parties. Defining such a middle ground would be valuable in and of itself to help reduce 
potentially destabilizing strategic uncertainties. But it also would be welcomed by those 
other countries whose support the United States needs to confront today’s proliferation 
challenges, including the support of Russia and China as well as U.S. allies. Not least, 
such a process of strategic engagement with Russia and China likely would make it easier 
to win support at home for other U.S. strategic policy and posture objectives. 


A Wake-up Call. There are both challenges and opportunities reflected in the 
foreign perspectives on U.S. nuclear policy and posture. Perhaps above all, the results 
sketched above and set out in increasingly greater detail in the following two sections of 
this report are a wake-up call. It is increasingly important to turn U.S. attention once 
again to creative engagement on strategic issues with U.S. allies and friends, with Russia 
and China, and with the wider set of nations whose support also is needed to confront 
successfully the security dangers of the early 21" century. 
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